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26 February 1973

NOTE FOR THE DIRECTOR

The attached Memorandum attempts to describe the positions
and the interests of the various players in the Cambodia game in a
way which might be helpful to US officials trying to find openings
and pressure points leading to a settlement. The paper was initiated
within O/NE before the WASAG Meeting of last Friday which produced
a request for a paper on Cambodia dealing more narrowly with the
identities of Cambodian insurgent leaders. After consultation with
George Carver's staff, it was agreed that the O/NE memorandum
should be kept separate and it was revised this weekend after a work
session with the best informed analyst of OCI and an officer from
the Far East Division, DDP.

In view of Dr. Kissinger's current interest in Cambodia and
his apparent receptivity to analysis of the problem, I suggest you
may wish to give him this paper in addition to those specifically
requested.

JommrIUIZenga
L
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CENTRAL INTELLIGENCE AGENCY

OFFICE OF NATIONAL ESTIMATES

26 February 1973

MEMCRANDUM

SUBJECT: Cambodla: The Prospects for Compromise

SUMMARY

0f all the countries of Indochina, the prospects for Cambodia
in the wake of the Vlietnam ceasefire are the most obscure, The Lon
Nol government is not in a good negotilating position: the leadership
is weak, and political stability is fragile. Lon Nol's health remains
precarious, and he has falled to provide any clear direction for govern-
ment pollicy. Nor has he been able to unite the leading political
figures of the country behind him —- indeed, he has driven many of them
away. Though still loyal to Lon Nol, the military has been generally
ineffective in coping with the Khmer insu;gents. Consequently, the

government's control of the countryside has steadlly eroded,
25X1
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The Xhmer insurgents, on the other hand,bﬁg§e.steédily grown
in strength and have created an‘increasingly.ébéhisticated military/
political organization. In contrast to their earlier role as mere
adjuncts to NVA/VC units, Khmer Communist (KC) fofceé now operate
largely on their own with only minimal Vietnamese participation.
In effect, the conflict has now taken on more of the nature of a civil
war. Moreover, the KC, having tasted of success, may not be readily
persuaded to abandon even temporarily thelr drive for total control

of Cambodia.

A settlement in Cambodia is further complicated by the divergent
interests of the insufgents’ benefactors =~ Hanoi and Peking -~ and by
the competing loyaltles of the varilous groups within the Khmer Insurgent
movement. Indeed, the real insurgent leadership has not even been
clearly identified, though It probably would surface.1f serious discus-—
sions got under way. Thus, while a pause Iin the fighting may be arranged
at some early date, converting it into a meaningful and lasting peace
will require not only baslec political adjustments in Cambodia, but a
degree of understanding among the powers =—-— principally China, North

Vietnam, and the US.

-
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The paragraphs that follow are an attempt to
describe the pressures which now operate din“ the
sltuation favorable to compromise and settlement as
well as to ldentify the various obstacleg —==""" -
personalities and divergent interests —- which com=
plicate the search for a settlement. ‘

I. PRESSURES FOR ACCOMMODATION

1. TFrom Phnom Penh's vantage, there are persuasive arguments for
reaching a settlement with the Insurgents. The chances of regaining
the territory now under Insurgent control are_neg;igible. Indeed, the
government's military position has been steaéily declining. The
Cambodian Army (FANK) never really recovered froﬁ ;ﬁe crushing defeat
it suffered in the Chenla ITI campaign in Noveﬁ#érni§7l, and since then
has shown little inclination to go 1ookiﬁg forré fighf. FANK's activi-
tles are largely restricted to defending the principal towns and trying
to keep major routes to the capital open -- the 1atter with Increasing
difficulty, US tactica; alr support continue% éo be a critical factor,

and its complete withdrawal would undoubtedly have a serious impact on

FANK's morale and performance.
2, There is little hope of the army getting much better, although
the current chief of staff, Sosthene Fernandez, seems to bhe attempting
-3
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its revitallzatlon. It will be a formidable task. ‘Some effectlve
reorganization and tacticellimprovements may’tei?cssible, but the
chances of overcoming the blatant corruption and poor leadership
which have plagued the FANK from the start are not good Lon Nol
has been reluctant to provide the forceful backing that serious
reforms would require. The precedence of political loyalty and

personal friendship over professional competence 1s an entrenched

tradition not likely to be easily cast off.

3. In the meantime, the strength of tne Khmer insurgents con=
tinues to grow. Although the FANK still enjoys a decided superlority
in numbers and firepower (desplite its failure to use this to any
advantage), the insurgents have established.e feitiy well=-coordinated
apparatus throughout most of the countrf. it is nowicentralized to
the degree that units can be shifted from cneletea tc anotner with
reasonable speed and effectiveness. Insurgent operetions have been
largely restricted to urban sapper attacks and road interdiction,

but theilr troops are now able to conduct mu —battalion operations

with only a minimum of command assistance from the Vietnamese.

4., This significant shift in the balance of indigenous military
strength In Cambodla has not gone unnoticed in Phnom Penh. Moreover,

the Cambodian leaders have taken on board the l‘kelihood that the US
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military commitﬁént in Cambédia is not opeh—ended; EQeﬁ though

US tactical air support is gtill avallable to'FAﬁkvén é iimited
basis, the Vietnam settiemenﬁ has launcﬁédlthe’iné;arable final
withdrawal of US forces from Vietnam, and tﬁus ;einforéed the
spectre of the ultiméte withdrawal of US coﬁbéé.sﬁppért from
Cambodia, as indicated byvthe terms of the Pafié Agreement. This,
coupled with US diplomatic urgings to the GKR to begin a dialogue
with the insurgents, has undoubtedly left the impression in Phnom
Penh that the government's bargaining position can only get worse.
Indeed, the idea of coalitlon government -- once, very distasteful
to most Cambodlan political leaders -~ has become palatable to
some of them. In Tam, a prominent civilian politiclan, recently
advanced a plan that proposed a coalition goﬁefnment'ofwnational
unilty, and 1t was received with considerable Interest. In Tam
wag gsubsequently invited to rejoin)the government and assume some
reSponsibiliﬁies for exploring contacts with the other side; he
has declined, alleging no serious intent on the- government's part

to make use of his services Iin this capacity.- ~-.

5. Hanol might also see some merit In a compromise settlement
now, Under the terms of ‘the Paris Agreement on:Vietnam, North

Vietnam ls supposed to withdraw its forces from Cambodia (and Laos).

-5
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While Hanod will alﬁost certainly cheat'andwkeep¢30métcombat units

and logistical forces in both countries, it probably wants to keep

the chgating at least to levels that would not provoke -a US military
reaction. In this regard, supporting an'active‘military effort in
Cambodia might require greater use of the supply routes in Laos over
the next year than Hanoi would wish to risk, : Without Hanol's logls-
tical support, the Cambodian insurgents would not be able to sustain
a high level of military activity; thﬁs, if 1t were willing, Hanol
could bring effective pressure to bear oﬁ them. Cooling the war in
Cambodia also would be consistent with a shift to a largely "political"
war In South Vietnam, a strategy which the North Vietnamese show salens

of adopting -- at least for the next several months,

Cen

6. An earlf’settiemeng migh£ seem.advéntagésué f?om Péking's
perspective as weli. To beéin with, 1t w&ﬁld éngégéége the further
withdrawal of American forées -~ and inflqeﬁc;j-; ffém the regilon.
Moreover, a settlemen; aﬁ thié.juncture could ﬁfo&ide more lattltude
for Chinese influencevin.Phnom’Penh than Qoul&lﬁé‘iikely in the event
of a more decilslve victofy in the future by communist insurgents large-
ly beholden to Hanoi. While Peking tacitly acknowledges the primacy
of Hanol's interests inAIndochina, it seems concerned to retaln some
direct Influence of its own and is probably not disposed to having Cambodia

‘and Laos become mere satellites of North Vietnam.

6=
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7. Moscow has struggled to retain some influence.in the
Cambodian affalr, motivated primarily by concern with curbing
China's role. Lacking other levers, the USSR recognized the Lon
Nol government, but this action left Moscow suspect in the eyes
of Hanol and the Khmer Insurgents, It is possible that the Soviéts
do have some lines out to some individuals or to a faction among

the Khmer insurgents. - PRC officilals have spoken of a "Soviet

faction" among the Khmer 25X1

IT. OBSTACLES TO FRUITFUL NEGOTIATIONS

8. The Lon Nol Goverrment.  Despite the pressures for accommo-
datlon which may exist, there are major stumbling blocks to any
compromlise, For example, the GKR has so far made “only haphazard

efforts to establish a dialogue with KC leaders, primarily because of
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Lon Nol's unrealistic appraisal of the government's-position,

and hils intransigent attitude toward granting substantive
political concessions to the insurgents. He persists in viewing
the insurgency as essentilally a Vietnamese show and holds to the
bellef that most of the iInsurgents could be attracted back to the

government's embrace, once the Vietnamese cadres and troops depart,

9. The very weakness of the government in Pﬁnom Penh 1s an
obstacle to negotiations in that 1t probably téﬁpts the insurgents
to prolong the struggle in hopes of furthgr gains; Lon Nol's
greatest weakness as polilitical leader has been his:continuing
ref@sal to delegate any real authority to sﬁbdﬁdiﬁétés. This
attitude has driven many of the more able ﬁoliéicai figﬁres away from
the govermment, Including Sirik Métak — dnée ; élosé é&lleague and
a balancing influence on Lon Nol's rather mystiééi aéd arbitrary

views.

10. Many of the political problems in Phnom Penh stem from the
actions of Lon Non, the president's younger 5rotﬁér; Qho‘has become
the éminence grise on the Cambodian scene, He playéd a major role
in splitting Lon Nol and Sirik Matak last year aﬁd has managed since
to keep Matak ~- his Implacable enemy -- at bay aé well as to under-

cut the powers of other members of the government, Despite gentle
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urgings by the US, and his own apparently siﬁtere‘desire to bring
Matak back inté the government, Lon Nol has been reluctant to curb
his brother's meddling. There are sign§ that he has now bitten the
bullet; he has forcefully instructed littlé brother to stop his
campaign against Matak, Lon Non's enormous ambition will not be
easily muffled, though, and persistent presidential firmness will

be required.

11. Lon Nol's presence may also be a serlous obstacle to any
settlement simply because he symbolizes to the Khmer insurgents and
.Hanoi the US supported nationalist enemy. And to- Sthanouk, Lon Nol
is the traitor who brought-war and destruction.to;Cambodia and
personal ignominy to the Prince. while it thus might seem that Lon
Nol's departure would be easential to the achlevement of any com-
promise solution, no one In Phnom Penh seems willing. or able to
challenge him. The military has the clout to play kingmaker, and
its support remains crucial to eny would-be leader. Yet no figure of
notable ability or stature has yet emerged roﬁ thevmilitary s ranks,
and the factionalism among the senior officers has diluted the army's
political influence. Even should Lon Nol be willing to step aside,
then, or should his precarious heaith cause his ééath or retirement,

there is no obvious successor who might smoothly take command.
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12. Among the péésibie'conteﬁders fbr“ibhlﬁBlﬁé job, Sirik-
Matak seems to have the edéé; He has improved'hismfélAtionship
with the military leadership, though he conﬁinﬁes Ed be dismissed
by many people as too patrician in backgrouﬁd'anaioﬁtlook. He
might therefore have trouble rallying support fféﬁ'éivilian as well
as military elements., If Matak is indeed brodgﬁf'back into the
government =~ as now seems Increasingly likely -- and (as vice-
president) 1s allowed to assume the day-to-day direction of the
government he once exercised, he might In time generate greater
acceptance, easing the way for his assumption,of:the top leadership
role. Although the KC and thelr allies are algohhostile to Matak,
they might, in time, feel greater pressure to come to terms with
him 1f he showed signs of putting together asg;ppéer and more

effective regime,

13. Few other candidates in Phnom_Penh"haﬁé'mﬁéh”to offer in the
way of talent or politicéi connections, In Téﬂgié widely respected
for his honesty and initfative and migﬁt be'ieés"dbjectionable to the
RC, but he 1s thoroughly disliked by the militafy‘hierarchy. Son
Ngoe Thanh i1s politically dead; his power base‘among the Khmer Krdm

units in the army has largely dissipated, and"hié Vietnamese background
S=E~C~R~E~T
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and wife have made him suspect In the eyes,ofwthghgthnocgntric'
Khmer. Ethnic discrimination also hurts Sosthene Fernandez, who
is of Fllipino and Portuguese descent; he is also suspected of

residual léyalty to Sihanouk,

4. The Khmer Communiets. The insurgeﬁts“ﬂgﬁétfheir own
political problems, which further complicate poégibiéinegotiations,
In particular, the sbsence of clearly identified leadership in the
Insurgent movement complicates efforts to make contact for an.
exploratory dialogue. Several groups still huddlé'under the in- |
surgent umbrella -- the Khmer Communists, tréinéd Sy and presumably
responsive to Hanoi; the old Khmer Rouge, 0ppdsed fowéihanouk and {
resentful of North Vietnamese control; and the KﬁﬁervRum&oh, non~
communist nationallsts at odds with Lon Nol and iéyéiwtchihanOuk.
Rivalries and dissension obviously exist, but it is likely that the
Khmer Communists have asserted‘their leader§hip pq,thg ground in

Cambodia and are the predominant force to be dealt with, regardless

of other groups on the fringes.

- g

15. Communist propaganda has identified three former Sihanouk
ministers ~-- Khieu Samphan, Hu Nim and Hou Youn —- as leaders of the
Insurgency in Cambodia, but these men were reportedly executed years

ago. Whether any or all of them are alive, or are simply convenient
-11~
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names chosen for their familiarity to the pbpulace;fremains4
unresolved; and Hanol has done nothing to clear up’the mystery.

More publicity is given to Ieng Sary, a minor offlclal of no
reputation under Sihanouk, who is now touted as a "special envoy"

of the.KC and has obviously been earmarked‘for a majqr role. Even
in the case of Teng Sary, however, there ié doub;aés to his con-
nections and sources of support; he spentlseveral¥years as a ;efugee
in Hanol and recelves regular attention in the No;ﬁﬁ Vietnamese
press. He now spends most of hils time in fékiﬁé énd appears to

enjoy cordial relations with the Chinese as well.

16. Whatever the insurgent 1eadership‘sitﬁation,'they
obviously are not eager to make concessioﬁs while:their military
fortunes continue to improve. Any ceasefire would interrupt the
momentum of thelr growing challenge to what they may see as a weak
and stumbling regime. The Xhmer Communiéts may also feel that thelr
political apbaratus is not sufficiently mature to take advantage of
a ceaseflre situation. A continuation of the fighting, then, might

appear the best option from thelr perspective,

17. The KC, however, are not wholly masters of thelr fate.

Thedr loglstical umbilical cord to Hanol places obvious restraints
~12-
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on thelr actions no matter how independent-minded they may feel.
Without such support, their activities eventually would be reduced
to low—leﬁel guerrilla harassment at best. A cruecial question,
therefore, is whether Hanoil is willing to put the screws on their

protegés to cool down the war,

18, Hanoi may be in something of a dilemm;:on the issue. On
the one hand, it would probably go against the gfain to rein in --
or appear to abandon ~- an allied insurgent moveﬁent which is showing
significant growth, unless Important political gains were made for
their Khmer friends in tﬁe process. Such a move.could also prejudice
Hanoi's longer term relationship with the Khmer insurgents, who would
in any event be subject to the pervasive Khmer dislike and distrust
of Vietnamese of all political stripes. On the other hand, Hanoi
wants nothing to interfere with the complete departure of the US
military presence from Indochina. And a continuing reqirement for a
US military commitment to a beleaguered Phnom Penh regime might do
just that. (Indeed, it might be very embarrassing for Hanol if the
insurgents actually toppled the Cambodian house of cards before the US

had completed its withdrawal.

-13-
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19. But what of Sihanouk? His future role, or lack of one,
is a particularly nettlesome problem. Sihanouk is anathema to
virtually all political leaders in Phnom Penh, and even Hanoi's
commitment to him 1s tenuous at best. Although Peking has recog-
nized him from the start as the legitimate ruler of Cambodia, Hanoil
held back from bestowing such clear recognition until several months
ago., While the Prince now claims to have been assured of Hanoil's
support, he has also indicated that his role in postwar Cambodia
would be that of a figurehead. One senses, though, that Hanol would
be happy to cast the Prince aside. Sihanouk back in Cambodiabin any
capacity would be an uncertain element, suspéct in Hanol as Peking's
man, and clearly capable of kicking over the tra;es and grabbing for
personal power and independence. On the othef hand; he still enjoys
Peking's open support and remains the only neutralist-nationalist of
any standing. Furthermore, there is undoubtedly a residue of loyalty
for Sihanouk in Cambodia -- strongest among the peasantry, but perhaps
reemerging among those once eager to fight for the new republic, but
now sick of the war and nostalgic for the days of peace they knew under

the Prince.

20, Just how firm Peking's backing for Sihanouk would remain if

Hanol pressed to desert the Prince is another question. The Chinese
~1b4=
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undoubtedly consider Sihanouk's return as one means of retaining
some influence in Phnom Penh. But they might feel it best to
defer to Hanoi on the Sihanouk question, if it came up, in the

interest of thedr overall relationship with North Vietnam.

III. THE PROSPECTS FOR COMPROMISE

21. The odds Qould seem to favor a military éooling off period
in Cambodia, however painfully arranged. But the chances for a
political arrangement, one that will bow to the minimum demands of
éach party and yet be a viable structure, seem very dim indeed.
If coalition government is to come about, and isrto have even a
chance of holding together, it will require the cooperation and
support of the US, China, North Vietnam, and perhaps even the USSR.
It is possible that both Sihanouk and Lon Nol will have to be pushed
aside. In that case, a coalition of sorts might be put together
around less controversial figures., Even so, without a strong central
leader, who could command sufficient indigenous political and military
support, the stability and longevity of such a mishmash of interests

would be doubtful.
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